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Foreword to the Policy Research Series

KIERAN A. KENNEDY
Director, The Economic and Social Research Institute

T

his paper is the first in a new ESRI Policy Research
Series. The series will be devoted to shorter papers

dealing with current issues of economic and social policy.
With the inauguration of this new series, it may be useful to
give a brief account of the different publication series of the
Institute and how they relate to each other.
Up to now the three main publication series of the Institute
have been the General Research Series, the Broadsheet Series
and the Quarterly Economic Commentary. The first two are
intended for the publication of the findings of a substantial
research project. The difference between the two series lies in
their approach and method of analysis. The General Research
Series is concerned mainly with research undertaken by the
author on topics which lend themselves to the use of the
more scientific and technical methods of analysis. The
conclusions drawn in the paper tend to be confined to those
that stem directly from the author's own research findings.
The Broadsheet Series aims at a broader coverage. It is
intended to advance knowledge on issues that cannot readily
be encompassed within a strict scientific methodology. As
such, a Broadsheet may be devoted to pilot or feasibility
studies in new areas that have not been researched before; it
may consist of a broadly based evaluation of other findings as
well as those of the author himself; it may attempt to link
different disciplinary approaches; or it may rely on reasoned
argument to clarify underlying value premises or to generate
interesting hypotheses.
It must be emphasised that there is no distinction in
quality between the two series. Both are subject to the same
refereeing procedure, which is as follows. The first draft of
the paper is read by two staff members, who evaluate the
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paper as a whole, in addition to giving detailed comments.
The revised version is then sent for comment to organisations
thought to have a major direct interest in the subject matter
of the particular paper — such as government departments,
trade unions, employers' organisations, state-sponsored
bodies, voluntary bodies, etc. The comments of such
organisations are considered carefully and very often the
draft is revised to take account of some or all of their comments, but there is no obligation on the research worker to
accept those with which he does not agree. The revised draft
is then sent to an external academic referee known only
to the Director, at an academic institution in Ireland or
abroad. The recommendation of this referee in regard to
publication is normally decisive, though the final responsibility
for deciding whether and in what form all work undertaken
at the ESRI is published rests solely with the Director. This
does not mean, of course, that the Director must necessarily
agree with the findings of the paper: rather his concern is to
ensure that the findings are capable of a reasoned defence in
accordance with normal academic standards.
The Quarterly Economic Commentary, as its name implies,
is concerned with the analysis of current economic trends
and the provision of macro-economic forecasts for the
current and the following year. Since speed in publication is
essential, the refereeing process is different from that applicable to the two series mentioned above. The first draft of the
Quarterly Economic Commentary is discussed by an Editorial
Board from among the Institute staff, and at the same time
the comments of other forecasting agencies are sought
informally. Again, the members of the Editorial Board need
not necessarily be in agreement with the actual forecast
made: rather their task is to ensure that the editors, who are
responsible for the forecast, have thoroughly considered all
the major influences.
In the early days of the Institute, all three of these types
of publication appeared in one "White Paper" Series. With
the growth in the number and depth of research publications,
however, it became useful to distinguish them into the broad
classes now in use. For some time, however, there has been a
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feeling that there was room for shorter papers on policy
topics. With this in mind, the Institute last year produced a
volume containing an overall review of major economic
policy issues. This proved to be a great success, but in the
nature of things it would be difficult, without risking considerable repetition, to produce such a comprehensive volume
each year. Moreover, the co-ordination of the work of a large
number of authors is itself a time-consuming process and may
result in unsuitable timing for the publication of some
papers.
It has therefore been decided to continue the discussion of
policy issues through the publication of contributions on
individual topics as they arise, and the new Policy Research
Series is designed for that purpose. Such contributions will
tend to grow out of an author's expertise in the area rather
than be undertaken as a separate major project. They are
intended to be topical in the sense that they will seek to
provide informed views on issues currently under national
consideration or debate. Since speed in publication is essential
for this purpose, the refereeing procedures will be analogous
to those used in connection with the Quarterly Economic
Commentary rather than those applying to the General
Research and Broadsheet Series.
The first paper in the series deals with regional aspects of
the Government's full employment targets and has been
written by M. Ross and B. M. Walsh. It comes at an appropriate time given that the Government is expected to provide
a statement on regional policy later this year. The authors
have sought to quantify the regional dimensions of the
Government's full employment targets and to promote a
constructive debate on how full employment might be
attained in the regions.

June 1979
IX

I.
INTRODUCTION
The publication within the last two years of two White
Papers and a Green Paper on economic development for full
employment prompted us to explore the regional implications
of the national targets set out in these documents. We are
aware, of course, that there is increasing uncertainty regarding Ireland's medium-term economic prospects and that
developments on the local and international scene could
greatly reduce the relevance of national projections prepared
only six months ago, but we believe none the less that there
is merit in exploring how the national full employment
target might be "regionalised", not least because the Government is expected to produce a statement on regional policy
before the end of this year. We believe that it would be
helpful to raise a number of regional policy issues, and to try
to stimulate a discussion of how full employment might be
attained in the regions, in advance of such a statement.
We propose to review the main themes in the evolution of
Irish regional policy in Section II before presenting in Section
III some tentative calculations of how the national employment targets for 1981 could be "regionalised" in line with
the main aims of regional policy. In this Section we also
compare what would be needed to achieve these goals with
what has happened since 1966 and comment on the feasibility
of the task. In Section IV we explore the special topic of the
growth of the main urban centres, and discuss some problems
regarding the delineation of the Dublin region. Section V
uses the main problems revealed by our earlier discussion to
illustrate some wider issues regarding the future of regional
policy in Ireland.
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II.
IRISH REGIONAL POLICY: A REVIEW OF MAJOR
THEMES
The task of "regionalising" the national full employment
target is only meaningful when viewed against the aims of
Irish regional policy as these have evolved over the post-war
period. We take this opportunity, therefore, to review the
goals set by Government in the regional field and the means
by which these goals were to be attained. In undertaking this
review we are fortunate in having available J. G. Hughes'
succinct summary of Government pronouncements on
regional policy (National Economic and Social Council,
Paper No. 4, 1975). In the remainder of this Section we have
drawn freely on this source.
The points of departure for an analysis of Irish regional
policy are the 1963 Local Government (Planning and
Development) Act and the 1964 Report of the Committee
on Development Centres and Industrial Estates. The 1963
Act clarified the role of the Local Authorities in planning and
provided the powers under which the nine physical planning
regions were established. The 1964 Report concluded that
development centres would be effective as part of an industrial
development strategy, but apart from Waterford it did not
specify where these centres should be fostered. The National
Industrial and Economic Council 1965 study of this Report
accepted the desirability of a policy of concentrating
industrial growth in a relatively small number of centres but
pointed out that the weak urban infrastructure of much of
Connacht and Ulster ruled out growth centres in these areas.
The Government statement of August 1965 was in
response to these discussions. It recognised that the establishAn earlier version of this paper was read to a Conference on Regional Development and Full Employment under the auspices of the Mid West Regional
Development Organisation held in Limerick on March 5 and 6, 1979. We are
grateful to our ESRI colleagues for their helpful comments on a draft of this
paper. B. Dowling and T. Baker kindly acted as editors.
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ment of development centres at Waterford and Galway would
help to counterbalance the centres already existing in Dublin,
Cork and Limerick-Ennis and provide valuable insights into
the possibility of developing further centres. These initiatives
were, however, to be seen as only a part of an overall strategy
which also contained a commitment to a dispersal of
industrial activity which would confer important social
advantages. The statement was not prepared to endorse the
NIEC view that growth centres were inappropriate in certain
areas of the country. On this topic, and on the role to be
played by growth centres in general, the 1965 statement was
essentially an interim document which looked to the reports
which had been commissioned from the consultants Lichfield,
Wright and Buchanan for further guidance.
Sensing some reluctance to publish the consultants' reports,
the NIEC in 1968 again urged a policy of industrial concentration. The Buchanan Report appeared in 1968 and was
generally construed as proving that a policy of dispersion
would involve considerable sacrifice in terms of job creation
(we discuss this further below). The May 1969 Government
statement which followed publication of the Buchanan
Report, however, reiterated the previous commitment to
industrial dispersion as a means of providing jobs at locations
convenient to much of the population as distributed throughout the country at present. As one way of attaining this
target, the incentives for promoting small industries — hitherto
confined to the Designated Areas — were to be made generally
available throughout the country. To compensate the
Designated Areas for this loss of advantage, other concessions
and activities were to be intensified. The problems of Gaeltacht
areas were to be examined by An Foras Forbartha.
The 1969 Government statement stressed the desirability
of regional balance, and in particular focused attention on
the growing dominance of the Dublin region in the economic
life of the State.' The goal of keeping the growth of Dublin
to its own rate of natural increase was stated. Beyond the
limits imposed by this objective industrial expansion in
1. It should be recalled that the population of the East region grew from 23 per
cent of the national total in 1926 to 28 in 1946, 32 in 1961 and 34 in 1966.
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Dublin should be limited to the expansion of existing firms
and to special cases needing a Dublin location. All other
projects should be encouraged and, if necessary, given incentives to locate elsewhere.
It is clear from the 1969 Government statement that the
consultants' Reports had not settled the debate on dispersion
versus concentration once and for all. In fact, these Reports
sought to set the general framework within which more
detailed studies were to occur. For example, the Buchanan
Report acknowledged that its arguments in favour of picking
a relatively small number of growth centres were purely
illustrative and intuitive and not based on any quantification
of the costs and benefits of alternative regional strategies in
the Irish context. In these circumstances the 1969 Government statement again deferred a final decision pending the
detailed local plans called for in the consultants' Report.
The task of evolving such local plans was assigned to the
Local Authorities. The 1963 Act had given wide developmental powers to local bodies and required them to prepare
physical plans. The 1969 Government statement called on
them to take a leading role in local industrial promotion by
acting as "development corporations",2 providing information for industrialists and promoting economic and social
infrastructure in co-operation with local voluntary effort.
"Local Authorities" in this context was understood to
include not merely the 32 county and county borough
councils but also the numerous lesser units of local administration (87 in all). The difficult political task of determining
the appropriate hierarchy of power was not tackled. The
newly established Regional Development Organisations
(RDOs) added a new layer to the intricate network of
existing local bodies. The RDOs, modelled on that pioneered
in the Midwest region, would have co-ordinating and synthesing
roles but no executive powers in the planning process. To
facilitate Local Authority planning, An Foras Forbartha
prepared a model plan for Cork in the Gilley Report. The
2. This term does not appear in the Government statement but rather in the
Third Programme (1969 p. 163). It is not altogether clear from the text if it is
used in the sense employed by Lemass i.e., as an initiator of economic enterprises.

5

standards set in this report were not emulated widely, but
almost all Local Authorities met their obligations under the
1963 Act.
The 1972 Government statement on regional policy was
able to draw on the reports of the RDOs and the regional
industrial plans prepared by the Industrial Development
Authority in 1972, which were endorsed as fully consistent
with the official goal of dispersed industrial growth. The
value of the experiment with RDOs was recognised but there
was to be no move towards a strengthening of regional
powers at the expense of the county or towards a structure
of Local Government more suited to development planning.
The decline in net emigration during the 1960s led to the
inclusion of a new goal in the 1972 Government statement,
namely, that of eliminating all "involuntary" migration, both
externally and internally. The methodologically difficult
issue of distinguishing between "voluntary" and "involuntary"
movement was not explored, and this goal was generally
interpreted as implying a commitment to minimising the
overall level of economically motivated mobility. Later in the
present paper we give an interpretation of this goal that is
also consistent with the commitment to full employment at
the national level, and we show the enormous challenge
present by juxtaposing the two goals.
A new dimension was introduced in the 1972 statement by
seeking to delineate the potential scale of population growth
in the main urban centres (Dublin, Cork, Limerick-Shannon,
Waterford, Galway, Dundalk-Drogheda, Sligo and Athlone).3
It was hoped to limit the increase of Dublin's population to
one-third between 1966 and 1991, whilst the smaller urban
centres would increase by two-thirds on their 1966 population.
A final source of information on Government regional
policy was contained in Chapter 14 of the Third Programme
for Economic and Social Development 1969-72, entitled
"Physical Planning and Regional Development". Much of this
chapter reiterated the goals laid down in the 1969 statement.
3. These urban centres were selected as the largest in their respective regions.
Several towns are larger than Athlone — Bray, Wexford, Kilkenny, Tralee and
Cionmel — but not the largest in their own region.
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The main addition was a re-statement of Government policy
on rural development based on the following elements:
(a) intensive use of the land subject to market possibilities so
that the maximum population consistent with social and
economic progress is retained in farming;
(b) the creation of viable family farm units in small farm
areas with minimum disturbance of the population;
(c) those who leave agriculture should find adequate employment opportunities in other sectors.
It is possible to extract a number of major issues from this
brief review of official pronouncements on regional policy.
At some risk of oversimplification we propose to examine
some of the issues that strike us as the most important
recurrent themes of Irish regional policy.

(a) The Concept of Regional Planning
Several features of Irish regional policy show how closely
it has been linked to physical planning. The Department of
Local Government (now the Department of the Environment)
is responsible for overall planning co-ordination, and An
Foras Forbartha (The National Institute for Physical Planning
and Construction Research) is primarily responsible for
regional policy research. The three outside consultants from
whom studies were commissioned in the 1960s were eminent
practitioners in the field of town and country planning in a
highly urbanised society. It is difficult to say whether their
views and expertise reflected an international consensus or a
more local experience. If the former was the case, it may be
wondered if this consensus has survived in the rapidly
changing economic environment of the 1970s.
This topic, and some wider issues, were raised by Donnison
in the third Lemass lecture in 1977. Donnison traced the
switch from the land use and transportation models of
physical planning to a model which emphasised access to
opportunities. The new climate favoured participation by the
public in planning, the development of community cohesion
and tackling the growing poverty and racial tensions of inner
cities. This new approach, according to Donnison, has yielded
7

in its turn to a widespread disillusionment with "the capacity
of urban industrial societies to plan their cities, to solve social
problems or to give effective help to their most deprived
people". The major casualty in the disenchantment was a
"loss of confidence in government and the public service
professions". For the promoters of community development,
Government came to be viewed as "ultimately the servant of
the interests and classes which dominate the society in which
we live". Instead of trying to influence Government by
demonstrating the potential of community participation the
answer for the Left is to mobilise the local people to create
the political pressure for change. For the Right the answer is
to abandon planning and achieve the desired ends by giving
entrepreneurs greater freedom and monetary incentives.
Donnison did not share the disillusionment and summed
up his analysis in three conclusions:
First: while community development work will not change
the world, it has a limited but potentially important part to
play as a valuable learning process for citizens and as a means
of identifying needs overlooked by conventional political
institutions operating on the national level.
Second: Programmes and policies operating at Local Authority
level will often he the most effective in providing the "infrastructure" of communications, education and training,
housing and health services, and in relating these services to
each other in the light of some general pattern of priorities.
In Donnison's view "the aspirations many planners once had
to make Structure Plans . . . a vehicle for formulating more
comprehensive economic and social strategies proved overambitious". Even so, he favoured "reasonably well-staffed
local or regional assemblies of some kind, capable of promoting better informed public debate about broader strategies
for economic and social development".
Third: It is at the national level that the major redistribution
of resources has to be brought about. However, there could
he nothing to redistribute unless central and local authorities
involved themselves more with the economy by learning "to
assume the rights of a collective shareholder, concerned with
8

opportunities, earnings and living conditions in national and
local communities".
We have quoted Donnison at length because he documents
the change in the climate of opinion in Britain since the first
Irish Government statements on regional policy. This change
is reflected in the most recent Irish White Paper on National
Development which, for example, emphasises community
development (Paragraph 2.15) as one of the three major
elements in a social policy and which recognises that the
cumulative effect of social policies may not in fact be achieving the redistributive effect intended. The White Paper also
expresses a concern, new in this context, about the situation
of the deprived in the inner city.

(b) Dispersal or Concentration?
We have noted the rather dogged emphasis on dispersed
employment creation in successive regional policy statements.
During the 1960s it might have seemed that in this regard the
Government was flying in the face of the weight of academic
opinion perhaps in response to grassroots political pressures.
It is possible, however, that a policy of dispersal has more
economic justification than is generally acknowledged by
academic economists, and that this justification will grow in
the future. We could not hope to present a full-scale discussion of this topic in this paper, but the following points
may be raised.
The Buchanan Report is often invoked in discussions of
Irish regional policy to support the view that a policy of
industrial dispersal would involve some sacrifice of employment growth. In point of fact, the Report provides no
empirical analysis of the Irish (or any other) experience to
support this view. In the key section (Technical Report No. 1,
para. 261) the Report assumes for illustrative purposes the
existence of a trade-off between the level of job creation and
the number of development centres. The main Report then
advocated a concentration of industrial development in a
relatively small number of growth centres, on the basis of the
assumption that a more dispersed development pattern would
involve too great a sacrifice of job creation.
9

In fact the Buchanan assumption about the costs of
dispersal has never been verified or falsified in the Irish
context. The Industrial Development Authority has pursued
a policy of much greater dispersion than Buchanan thought
advisable, but it has been selective in the activities it has
promoted in the regions. While not answering conclusively
the key question as to whether this policy has entailed a
sacrifice in terms of overall job creation, O'Farrell's (1975)
finding that the failure rate in the remoter regions or smaller
towns has been no higher than in the main urban centres
suggests that this sacrifice has not been a major cost of the
policy of dispersion.
It should also be pointed out that the enthusiasm of
regional planners writing in the early post-war period for
concentrating development in a small number of centres has
been modified by the recent decline and decay of many such
centres. Sargent Florence's description of the self-reinforcing
growth of industry in the West Midlands of Britain seems less
relevant to regional policy today than it did two decades
ago. Many factors have contributed to the eclipse of the
classical arguments in favour of growth poles, among them
the decline of long distance transport4 and communications
costs, the desire for geographical diversification as a means of
minimising the risk of losses due to strikes, wars, nationalisation, and the diseconomies associated with many of the larger
old industrial centres — congestion, pollution, vandalism, etc.
Recent American experience shows that even in the absence
of important fiscal incentives to decentralise, employment
has tended to become much less closely linked to major
population centres (Alonso, 1977).
A further consideration is very important when evaluating
the costs and benefits of dispersed and concentrated development in an Irish context, namely, the very dispersed settlement pattern of our population. In 1971 only half our population was resident in towns of 3,000 population and over,
and as much as 41 per cent lived in the "open country", that
is, outside villages of 200 population. If we confine our
4. It remains to be seen whether rising energy costs will tend to check the long-run
decline in transport costs.
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attention to the nine urban centres with 15,000 population
in 1971 and include a very liberally defined hinterland for
each (see Appendix II), we find that only 48 per cent of the
population could be said to live in or near a major urban
centre in 1971. If development were to be concentrated on
these regions, it is clear that the only hope of much of the
remaining population benefiting from this development
would be through substantial migration to these centres.
Such migration has been ruled out as unacceptable in successive Government statements. It would, moreover, involve an
acceleration in the growth rate of the main urban centres,
many of which are already experiencing difficulty in providing for their own substantial rate of natural growth. Considerations of this type, which would have to be set against
any cost in terms of overall job creation attributable to a
policy of dispersion,' tend to be underplayed in the international literature on the topic.
This is not to imply that there is no force in the traditional
view that large urban growth poles minimised certain costs.
What appears to have happened in recent years has been a
growth in the importance of cost considerations which are
not location-specific. In the light of Ireland's highly dispersed
population, the regional demands of the full employment
target are for special efforts to attract industries to this
country which are not heavily committed to locating in a
major population centre. In view of the small national population and modest "agglomerative economies" offered in even
our largest region, it may be suspected that industries that
evince an interest in locating in Ireland in the first place are
not very sensitive to the attraction of the Dublin region compared to a number of remoter alternatives. However, to
reinforce this willingness to locate outside the main urban
centre, much more effort must be made to reduce the cost
penalities borne by remoter regions through poor transport
and communication links with the rest of the world.
(c) Limits to Employment Growth in Industry
Whatever one feels about the wisdom of dispersed versus
concentrated industrialisation, one difficulty with this policy
11

has become increasingly recognised: manufacturing industry
is only a small part of total employment, about 20 per cent
of those at work in 1977 or only about twice the total
unemployed.
A number of studies internationally have shown that after
a certain level of GNP the share of employment in manufacturing follows agriculture into a declining phase. It is
possible to look at the behaviour of sectoral shares in total
employment in Ireland using the result of an attempt to
project the growth of the Irish employed labour force by
sector to 1986. This exercise assumed that the growth in
GNP would be sufficient to reduce unemployment to just
over four per cent without a resumption of major emigration
flows. (As this goal requires an annual average growth rate of
8 per cent in real GNP, and no change in the historically
observed relationship between GNP growth and employment
growth, this exercise is of limited realism.) The resulting
projection was as follows:
Labour force in thousands employed in

Agriculture
1975 (actual)
1986 (projected)

Manufacturing
Industry Other

250
180

210
279

589
729

Unemployed
Total
90
54

1,139
1,242

Source: Jenkins and Walsh (1978).

It may be seen that the share of manufacturing in total
employment rises from 20 per cent in 1975 to 23 per cent in
1986, but the share of manufacturing in non-agricultural
employment rises only from 26.3 per cent to 27.7 per cent.
Whether the projected growth in total or in manufacturing
employment is realistic is very hard to judge. The slow
recovery of employment in manufacturing following the
1974/75 recession is not encouraging: employment has not
yet regained the 1974 peak whilst output is almost one-third
higher. As Kennedy and Foley (1978) pointed out, in all
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OECD countries the share of manufacturing in non-agricultural
employment declined between 1963 and 1973, and in several
countries the absolute numbers employed in manufacturing
declined. The recovery of manufacturing employment from
the effects of the recession has been slower in almost all these
countries than in Ireland. The rapid growth in labour supply
in the OECD countries as a group, and especially in a "peripheral" European group including Ireland, Spain, Portugal,
Italy, Turkey and Greece, suggests increasingly intense competition for the employment creating investment of the
transnational corporations.
On the other hand, there is little prospect that Ireland can
in the coming decade repeat the growth in public sector
employment that was recorded since 1961 or 1971. Although
suitable data are very difficult to obtain, it is clear that we
experienced a spurt of growth in public sector employment
during the 1970s: the numbers employed in the central civil
services, local authorities, the Gardai and the defence forces,
as well as Health Board employees and teachers, all grew
rapidly. This employment is relatively dispersed regionally,
and hence the slowing down in the growth of this type of
employment, which now seems inevitable, will make it all
the more difficult to achieve the type of regionally balanced
growth which earlier Government statements endorsed.
Faced with relatively constricted prospects for the growth
of manufacturing and public sector employment, the achievement of our regional employment targets will be thrown hack
to an important degree on the growth of employment in a
rather heterogeneous non-public sector "other" employment.
This will emerge more clearly from a study of regional
population projections and job creation requirements, to
which we now turn.
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REGIONAL LABOUR FORCE PROJECTIONS
FOR 1981
The recent White Paper on National Development incorporates the ambitious target of a net increase in employment
of 75,000 between 1978 and 1981 inclusive (see Paragraph
2.5). The White Paper does not provide projected population
or labour force data to match with this projected increase in
employment. Employment figures for 1977 are available
regionally from the 1977 Labour Force Survey. We therefore
need to update these figures for the estimated increase in
employment between 1977 and 1978 given in the White
Paper as 17,000 (Table 1.1) and add to this the targeted
75,000 increase in jobs — a rise of 92,000 in all by end of
1981.
The location of these jobs will be related to the demand
for employment. In the absence of projections of the labour
force in the White Paper those presented by Walsh in the
NESC Paper No. 35 (low labour force projection) have been
adopted as consistent with the general approach revealed by
the White Paper. These NESC projections show a labour force
of 1,190 thousand in 1981. As such they have been derived
from Keating's projection of the 1981 population (JSS/S/
1976/77) by applying labour force participation rates that
allow for a continuation of the decline in participation
observed in the years up to 1976.
In order to obtain regional labour force projections we
have first projected the 1981 population aged 15 and over by
region. This exercise required as input (a) the 1977 regional
population, given in the Labour Force Survey and (b) an
assumption about regional migration patterns consistent with
Keating's national population projection for 1981. It must be
understood that this is a purely hypothetical exercise designed
to explore the implications of juxtaposing the national full
employment and the regional balance targets.
15

Keating's national assumptions on migration calculated a
net inflow of 11,000 in the five years between 1971 and
1976 and assumed zero immigration in the succeeding five
years up to 1981. These figures relate to the total population
whereas our concern here is with the population aged 15
years and over. A breakdown of Keating's figures show an
estimated inflow of children under 15 years of 26,000 up
to 1976 followed by a projected inflow of 25,000 in the
same age category in the succeeding five years. The population 15 years and over was, therefore, estimated to experience
a net outflow of 15,000 up to 1976 which was expected to
rise to 25,000 in the five years up to 1981.
Keating's calculations were based on the 1975 Labour
Force Survey. The evidence of the 1977 Labour Force
Survey points to certain differences in the numbers in the
country in 1976 especially in the over 65 age group. As a
consequence the net outflow up to 1976 appears to have
been underestimated. The most recent net passenger movements data and other data from Vital Statistics and the 1977
Labour Force Survey also suggest that net emigration among
young adults is running at a higher level than that assumed in
Keating's projection. It is difficult to quantify this outflow
precisely since the national population itself is not known
precisely. Three estimates of the latter have been prepared
as follows:—

Population*

1977
Population
Estimate
(000s)

Based on

Usually resident Labour force survey sample
Usually resident 1971 Estimate, updated with vital
statistics
De facto
1971 Census, updated with vital
statistics

3,189
3,180
3,192

* 'De facto' relates to the actual residence of persons on the Census night, 'usually
resident' means the persons usually resident in the household e.g., some may be
on holidays on the Census night.
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An estimate of migration based on a comparison of the
1971 de facto Census total enumeration and the 1977
Labour Force Survey Sample will be biased by the differences
in the population enumerated and by the not inconsiderable
sampling error. Allowing for these difficulties, adult emigration between 1971 and 1977 seems to have been about
32,000. Keating's overall adult emigration projection for the
decade 1971 to 1981 was 40,000 so that only 8,000 more
emigrants are required before the domestic labour force projections based on Keating's population figures for 1981 need
revising downwards. A fall in the level of emigration after
1977 seems unlikely and would be inconsistent with Keating's
expectation of a higher level of adult outflow in the period
1976-81. The overall Keating estimate is retained in this
present study for exploratory purposes and can be taken as
indicating the level of further emigration permissible before a
downward revision of the regional labour force is called for.
In distributing this further emigration we are assuming
equal regional migration rates. Equal probability of emigration from a region, and no internal population movements,
are clearly very unrealistic assumptions. But they constitute
one interpretation of the goal of "regional balance" in as
much as they allow each region to grow at only slightly less
than its rate of natural increase. On this basis we obtain the
following net annual migration totals by region for the population aged 15 years and over (for comparative purposes the
corresponding data for 1966-71 and 1971-77 periods are
given):
Annual net migration of adult population by region

Total
1966-71 (actual)
-13,040
1971-77 (estimated) -5,330
1977-78 (projected) -2,000

East

South
West

South
East

North
East

Mid
West

Midlands

West

Northwest
& Donegal

-680
+2,020
-740

-1,880
-770
-310

-1,760
-700
-220

-840
-1,000
-110

-1,640
-280
-180

-2,220
-1,800
-150

-2,460
-1,650
-170

-1,560
-1,150
-120

In the 1971-77 period the economic difficulties of the
North East led to an increase in outmigration. Industrial
closures in the East region did not produce a similar result
there, perhaps as a consequence of the rise in service employment in the capital. The net inflow to the East region during
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this period of economic recession illustrates the difficulty of
obtaining regional balance.
Combining the migration assumptions set out above with
a standard cohort component projection of the population
for 1981 yielded hypothetical projections of the 1981 population by region. To obtain projections of the labour force
by region it is necessary to apply (age-specific) labour force
participation rates to these population figures. This introduces
further uncertainty in as much as it is difficult to anticipate
the future course of labour force participation rates among
certain population groups (young adults, married women, the
elderly) at the national, let alone the regional level. However,
by assuming that the regional rates would follow their
1971-77 trend over the period 1977-81, we obtained projections of regional labour force. These are consistent with
the projected national labour force of 1,190 thousand (see
Table 1).
A comparision of the growth in the labour force by region
projected according to these assumptions for the period
1977-81 with that actually recorded in the years since 1966
shows the following:
Annual change in labour force (thousands)

1966-71 (actual)
1971-77 (actual)
1977-81 (projected)

Total

East

South
West

South
East

North Mid
East
West

Midlands

West

+260
+4,115
+11,450

+4,300
+6,400
+5,325

—160
+265
+1,525

—120
—250
+1,200

—60
—365
+675

—900
—1,285
+650

—1,500
+115
+625

—440
+550
+1,000

Northwest
&Donegrd
—860
—1,315
+450

These figures indicate the regions that benefited from job
creation in the early 'seventies and show that some regions
had worse experience in this period compared with the late
'sixties. It is evident from these figures that the national
target implies a substantial rise in the growth of the labour
force after 1977. The policies which it is hoped will yield
this outcome have been discussed in the White Paper. At the
regional level, it may be seen that the combination of the
national labour force projections with the greatly reduced
migration assumed for all regions except the East results in
much greater growth in the labour force after 1977. It is

18

particularly notable that the declines in the labour force
recorded in the South East, the North East, the Midlands and
the North West would have to be reversed and substantial
increases in the labour force of these regions recorded if the
targets embodied in these projections were to be achieved.
The White Paper on National Development laid particular
emphasis on the target of reducing unemployment. The
targeted job creation should not only absorb the rise of
46,000 in the labour force but also reduce unemployment by
an equal amount. We have explored the regional implications
of reducing unemployment by 46 thousand, to 55 thousand
or 4.6 per cent, by 1981. We assumed that this would come
about by a fall in the unemployment rate of each region to
4.6 per cent, which implies a higher than average reduction
in the East region. These assumptions yield projections of the
growth in the numbers at work by region that would be
required to attain the underlying targets:
Annual change in total at work by region

1966-71 (actual)
1971-77 (actual)
1977-81 (projected)

Total

East

South
West

South
East

North
East

Mid
West

Midlands

Northwest
West &Donegal

—2,240
—1,900
+23,000

+3,360
+2,920
+10,170

—480
—300
+2,855

—500
—500
+2,280

—80
—920
+1,530

—580
+50
+2,130

—1,060
—1,350
+1,125

—1,700
—400
+1,455

—1,200
—1,400
+1,455

It is immediately obvious that at both national and regional
levels the attainment of the targets embodied in these projections would involve a radical departure from past performance. Between 1966 and 1977 only the East region
recorded employment growth (apart from the marginal rise
in the Mid West between 1971-77 before the Ferenka closure).
To attain the 1981 unemployment target, all regions would
have to record very significant rises in employment during
the four years 1977-81. Even the East region would have to
more than treble its annual rate of net employment growth,5
while the other regions would have to reverse their historical
decline in the working population.
How is it possible to envision this reversal of past trends?
Obviously, we need to explore the employment targets at the
5. Regional policy limits the increase in the East region to its natural increase
but does not avert to the relative strength of this increase.
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sectoral level in order to try to answer this question. Part of
the reason for the decline in total employment outside the
East lies in the importance of the agricultural labour force in
these regions, and there may be some grounds for hope on
the overall employment situation from the self-limiting
nature of the decline in agricultural employment.
We have projected the decline in agricultural employment
over the years 1977-81 in line with the regions' relative rate
of decline between 1971 and 1977, but consistent with the
national total set out in Table 2.2 of the White Paper.
The growth of manufacturing employment by region
reflects the IDA's regional allocation of its extremely
ambitious national job creation target, reflecting the national
target in Table 2.2 of the White Paper. These two assumptions yielded the following picture for the changes in agricultural and manufacturing employment by region:
Annual change in agricultural employment

1966-71 (actual)
1971-77 (actual)
1977-81 (projected)

Total

East

South
West

South
East

North Mid
East
West

Midlands

West

-12,100
-9,270
-4,250

-900
-835
-375

-1,900
-850
-400

-1,500
-950
-425

-980
-665
-300

-1,500
-1,335
-625

-2,320
-1,635
-750

North Mid
East
West

Midlands

West

Northwest
&Donegal

540
-185
775

180
65
800

180
765
925

220
335
975

-1,320
-1,465
-675

Northwest
&Donegal

-1,680
-1,535
-700

Annual change in manufacturing employment

1966-71 (actual)
1971-77 (actual)
1977-81 (projected)

South
West

Total

East

3,040
1,065
9,250

340
780
-1,315
285
2,425 1,500

South
East

580
385
975

220
730
875

Source: Manufacturing projection derived from Industrial Plans 1977-80 IDA

The agricultural employment projections call for little
comment, but it should be noted that they imply a very
marked slowing down in the rate of decline of employment
in this sector after 1977. The manufacturing figures imply a
very marked acceleration in employment growth, not only in
comparison with the recession period 1971-77 but also with
the high growth period 1966-71. This contrast is particularly
notable for the East and North East, where the net decline in
manufacturing employment during 1971 to 1977 will have to
be turned into a very substantial gain.

20

The required growth in "other" employment can now be
obtained as the residual between the growth in total employment and the growth of agricultural and manufacturing
employment. At national level for three of the four years
1977-1981, the White Paper (Table 2.2) proposed an annual
average growth of 19,000 in this category (comprised of
10,500 in Services, 2,000 in Building and Construction, and
6,500 attributable to a Residual Employment Scheme). The
regional implications of this target are set out below, with
comparative figures for two earlier periods.
A ?mud change iri "o the, employment"
=„===

o tat

1966, 71 (actual)
1971-77 (actual)
I nal)
1977 81 (0m:jelled)

6,820
0,305
18,000

Sou lh

SOU( h

North

M

Fast

Wei

E 41,1

EuAl

Wei!

1,1710
5,070
8,120

1,080
265
1,755

12(1
65
1,730

360
70
1,055

520
785
1,910

1it(-

North un,v1
Welt

260
80
950

440
470
1,280

& lone&

260
200
1,180

The acceleration of national employment growth implied
by these figures is very striking — from a net increase of
6,500 a year between 1966 and 1977, to 18,000 a year
between 1977 and 1981.
The East region's "other" employment grew more rapidly
in the early 1970s than in the late 1960s and accounted for
three quarters of the total increase, or 5,000 additional jobs
a year, between 1971 and 1977. However, an average increase
of 8,000 a year would be required to attain the 1981 target.
In all other regions, with the possible exception of the MidWest, the gap between past performance and the requirements
to meet the 1981 targets is much greater than in the East.
The North East, Midlands and North West regions are the
most striking examples of the extent to which past trends
would have to be reversed in order to reach the 1981 targets.
The sector referred to here as "other" includes a wide
variety of activities, such as Building and Construction, Public
Administration and Defence, Professional Services, Insurance
and Finance. It would not be possible to explore the regional
growth prospects for each of these in the present paper, but
a detailed analysis of their contribution to regional employment growth since 1966 is presented in Appendix I.
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Our analysis of the past leads to the obvious conclusion
that the East has benefited considerably from the expansion
in Public Administration and Defence, Professional Services,
and Insurance and Finance, especially between 1971 and
1977. The West gained from Public Administration and
Defence, and the Mid-West and South West from Professional
Services. The tendency since 1971 of the East to gain relative
to most other regions from employment growth in this
"other" sector (which includes tourism) is not encouraging,
and casts serious doubt on the ability of this sector to make
the major contribution to employment growth in the regions
without which the 1981 targets cannot be realised.
Indeed, the enormous role to be played even at the lational
level by this "other" sector naturally invites critical assessment of the potential for growth in the various sub-groups of
which it is comprised. In certain sectors — such as retailing,
banking, and in clerical occupations in general — the growth
of productivity is likely to be high in the coming years, and
one may doubt that there is much scope for employment
growth. In as much as the remoter regions have possibly
greater scope for increased productivity (especially in the
distributive trades), the likelihood that there will be much
net increase in employment in these occupations in these
regions may be discounted. This line of argument narrows yet
further the field from which growth may be expected, to
sectors such as Professional Services. Much of this employment is in the public service or is publicly financed — health,
education, research. The prospects for future growth in this
sector are limited by its dependence on public finance, its
slow rate of productivity increase and hence ever-increasing
unit wage cost, and the growing resistance to the tax burden
necessary to finance further expansion.
This is recognised in the Green Paper, Development for
Full Employment, which related to the years 1977 to 1980.
In that document the private sector was being asked to
produce the larger share (4,900) of the annual net job
creation of 9,000 in the service sector compared with 4,100
annually in the Public Sector. The White Paper, relating to
the 1979-1981 period, increased the overall target to 10,500
22

annually but did not give a breakdown between public and
private sectors.6
The White Paper (p. 66) contains a commitment by which
"all new Government sector services will be located outside
of Dublin unless there are compelling reasons to the contrary".
In addition, 2,000 officers in general service grades of the
civil service will be transferred "to about eight medium-sized
urban areas in the provinces". The regional benefits of such
employment have been documented by Ross (in Dowling and
Durkan, 1978). Neither of these commitments, however,
relate to employment growth in quantified terms in the
public sector. The recent expansion of public sector employment .suggests that most of the growth planned for 1981
has already been achieved. If this were the case, the burden
of employment-creation in the private "other" sector would be
enormous, and if the required regional dispersal of this
employment were to be achieved, a complete break with
previous trends would have to manifest itself almost overnight.
To summarise this section, which forms the core of our
paper, Table 1 presents the actual situation in the regions in
1977 and the projected 1981 situation if our assumption and
targets concerning national and regional population and
employment by sector are to be met. While there is considerable uncertainty regarding the assumptions used at each stage
of the exercise, we feel that the underlying orders of
magnitude illustrate the main features of the regional
dimension of the full employment targets laid out in the
White Paper. As is clear from the discussion above, these are
(a) a much more impressive increase in manufacturing employment in all regions, but especially in the East and North
East, after 1977 than in earlier years, (b) a marked slowing
down in the rate of decline in agricultural employment after
1977, and (c) a hardly attainable upsurge in employment in
the "other" sector and a much greater regional dispersal of
the growth of this employment than has occurred in the past.
Even if all the assumptions of this exercise were to be
6. It is interesting to note that the White Paper for the period 1977-80 had
sought a greater annual input to the employment goal from the private sector,
viz., 7,700 but this was subsequently reduced to 4,900 in the Green Paper
(p. 19). It is not clear why the target was again increased for the 1979-91 period.
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fulfilled the regional consequences would not be particularly
dramatic in terms of simple yardsticks such as reversing the
economic dominance of the East region. As is shown in
Table 1, the East's share of the national total at work would
have continued to grow, rising above 39 per cent for the first
time. If we arc less successful in moving towards regional
balance we shall experience more rapid growth in this share.

Table 1: Structure of employment assuming all targets are
reached by 1981 compared with actual structure in 1977 (thousands)
Labour
force

Unemployment

Total
at
work

Manufacting

Other

468.3
178.6
123.3
70.0
105.5
80.7
98.5

21.3
8.2
5.7
3.2
4.9
3.7
4.5

1981
446.8
170.4
117.6
66.8
100.6
77.0
94.0

17.7
40.3
29.9
16.0
20.6
24.4
34.0

106.0
39.8
26.8
18.3
23.9
12.1
15.8

323.1
90.3
60.9
32.5
56.1
40.5
44.2

65.1

3.0

62.1

17.6

14.3

30.2

1,190.0

54.7

1,135.3

200.5

257.0

677.8

447.0
172.5
118.5
66.0
102.8
78.1
96.0

40.8
13.5
10.0
6.6
9.4
5.6
7.8

1977
406.2
159.0
108.5
59.4
93.4
72.5
88.2

19.2
41.9
31.6
17.2
23.3
26.9
37.0

96.3
33.8
22.9
15.2
20.4
8.9
12.1

290.7
83.3
54.0
27.0
49.7
36.7
39.1

63.3

7.0

56.3

20.4

10.4

25.5

1,144.2

100.7

1,043.3

217.5

220.0

605.8

Region

East
South West
South East
North East
Mid West
Midlands
West
North West
and
Donegal
Total

East
South West
South East
North East
Mid West
Midlands
West
North West
and
Donegal
Total
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As has been stressed already these explorations have been
based on the assumption that total success is achieved in the
(ambitious manufacturing and agricultural targets. Many
alternative assumptions could be postulated. In Table 2 the
net annual rates of change in manufacturing in the late
'sixties — before the recession — are related to the projected
increase in the total at work 1977-81. The annual rates of
change in agriculture in the same period are also given.
Should the experience of the late 'sixties — a very dynamic
period in Irish economic history — be repeated the country
would be faced with a staggering requirement of 32,000
additional jobs in Other Employment each year between
1977 and 1981. The table shows the average annual increase
in Other Employment in the expansionary period 1966 to
1977 to have been only one fifth of this requirement.
On a regional basis the East region has been twice as
successful in filling the gap in the past — in part a reflection
of the low absolute level of labour-shedding in the region's
agriculture and in part as a consequence of the lure of the
capital city for much of this employment. In most regions
the gap is more than ten times the level of past job creation
in the "Other Employment" sector.
The last row of Table 2 suggests the probable consequences
of a failure to meet the assumed employment targets at either
national or regional levels. It will be recalled that the total at
work projected for 1981 rested on the assumption that
national net adult emigration between 1977 and 1981 would
average only 2,000 per year, as well as on a substantial fall in
unemployment. As the table shows, if employment growth
only follows the best past trends, rather than future targets,
the only way the unemployment target could be reached
would be by a very substantial rise in emigration.
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IV.
THE GROWTH OF POPULATION IN THE MAIN
URBAN CENTRES
We have noted the emphasis in official regional policy pronouncements on the desirability of containing the expansion
of the major urban centres and of Dublin in particular. Population growth has become progressively more widespread
throughout Ireland since the re-emergence of national
population growth in the 1960s. The following data illustrate
this point:
Annual average increase in population by area (thousands)

1961-66
1966-71
1971-77

Ireland

Greater
Dublin

13.2
18.8
37.2

16.4
13.6
18.0

Seven other**
towns of
Rest of
15,000+
Ireland
5.6
7.2
10.2*

—8.8
—2.0
9.0*

*Estimated by assuming that the seven urban centres other than Dublin
grew at a high rate of 2 per cent annually between 1971 and 1977.
**Excluding Athlone, see map. (Appendix II).

From a situation in 1961-66 where all the national population growth occurred in the eight large urban cities (and
three-quarters of this in the Dublin area), we have moved to
a situation in 1971-77 where significant growth occurred in
the population outside the main urban centres and their
broadly defined hinterlands. (See map in Appendix II.) Walsh
(1978) drew attention to the resurgence of the population in
rural areas in parts of Ireland, especially in the vicinity of the
larger urban areas. A more detailed analysis of this trend
(presented in Appendix II) shows that in fact there was
substantial growth in small towns in all areas except the
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Designated Areas' of Munster and Connacht. The decline in
the population of rural areas was reversed after 1966 outside
the Designated Areas, but continued, to 1971 at least, in the
Designed Areas, especially in Connacht, Cavan and Longford.
The remarkable feature of this renewal of population growth
in much of the rural area of Ireland is the fact that it
occurred at such an early stage in the process of urbanisation
and in the face of a continuing decline in the numbers
engaged in agriculture. By 1971 only half the population of
the country was living in urban areas, but migration from
urban to rural areas had already reached a quite significant
level (this is documented in detail in Hughes and Walsh,
1979). It is surprising that a trend that only during the 1960s
assumed any importance in countries at much higher levels
of urbanisation, such as the United States, should have manifested itself on a similar scale in Ireland about the same time.
An obvious explanation is the diffusion of better means of
transport and communication, and higher rates of car ownership among the rural population in particular, which have
weakened the link between place of residence and place of
employment, but it is also possible that industrial and service
activity has become less and less closely tied to a central
location. The practical implication is the need to be aware
that net migration from rural to urban areas is not necessarily
part of the natural order and to anticipate development
patterns that allow for the reversal of this long-established
trend. However, it remains to be seen whether this emergent
trend will survive the increase in real petroleum prices now
occurring.
The discussion of the growth of the major urban areas
contained in the 1972 Government statement took the
Dublin area as Dublin County Borough, Dun Laoire C.B.,
and the remainder of County Dublin. An examination of the
pattern of population growth in the Dublin region since 1961
reveals certain problems arising from the use of this concept
of the Dublin region in defining regional targets.
The data in Table 3 reveal some marked contrasts between
7. As defined for IDA purposes.
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the various areas contained within the "Dublin Region". The
most obvious is, of course, the transition from strong population growth in the Boroughs of Dublin and Dun Laoire
between 1961-66, to stability in the next five years, and
decline in the most recent six year period. The falling population density in the "inner city" (that is the older and
poorer areas which once housed large populations at very
high densities with little or no amenities) is mainly responsible for this development, and the social and economic
problems associated with these trends are now coming to
the forefront. Much of the net movement out of Dublin City
and Dun Laoire has been matched by a corresponding inflow
to the remainder of the county. This illustrates how the
overall growth of the whole county conceals two contrasting
growth patterns in its main sub-regions.
A further point may be illustrated by reference to the data
in Table 3, namely, the accelerating growth in the East region
excluding Dublin (see column 4). Specification of growth
targets for Dublin (city and county) tends to divert attention
from what is happening in the "outer Dublin" region,
roughly identified as the remainder of the East Region. This
point can be illustrated by considering the annual average
growth rates of population in the two areas over the last 16
years which are set out in the last section of the table.
The reduction in the growth rate of Dublin (city and
county) has been accompanied by an accelerating growth rate
in the adjacent counties. There is an obvious danger of
achieving some success in the curtailment of the growth of
Dublin only by diverting much of what would otherwise have
occurred there into the adjacent counties. This highlights the
need to define growth targets in terms of regions that have
economic relevance, such as metropolitan labour market
areas, rather than relying on traditional administrative areas.
At sub-regional level, we are hindered in our analysis by the
absence of employment statistics on anything other than a
place of residence basis. This creates serious problems in
defining meaningful urban areas. Before such a definition can
be done, further analysis of residential and commuting
patterns must be undertaken. The results of a cruder
30

approach to delineating effective hinterlands to the main
urban areas are summarised in Appendix II.
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V.
SOME BROAD ISSUES OF REGIONAL POLICY
(a) Policy Aims
This paper draws together a number of reflections on the
regional aspects of Irish development planning. In the central
part of the paper (Section III) we presented approximate
regional population and labour force projections consistent
with the national total contained in the White Paper on
Economic and Social Development in juxtaposition with our
interpretation of a move towards "regional balance". The
main finding to emerge from this exercise is that movement
towards national full employment and at the same time
towards a moderate degree of regional balance implies an
even more radical departure from past trends than is needed
to achieve the national target on its own. All regions other
than the East have experienced a persistent decline in the
numbers at work over the last ten years. To achieve the
national full employment target without aggravating the
dominance of the Dublin region, the decline of the past
would have to be transformed into a substantial gain in the
rest of the county. This transformation would be aided by a
combination of a slower rate of decline in agricultural
employment, and a greatly increased rate of growth in
industrial employment. But even these two factors would
not be sufficient to achieve the regional targets — the "other
employment" sector would also have to expand at an unprecedented rate, especially in the poorer regions. To take a
striking example of what is required, in the Midlands "other
employment" grew by 260 a year between 1966-71, and
declined by 80 a year between 1971-77. To meet the full
employment target, employment in this sector would have to
grow by 950 annually between 1977 and 1981.
Figures of this type, which emerge from any set of assumptions that interprets the national full employment targets in
the context of the regional balance target, show the great
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difficulty of moving ahead on both fronts simultaneously.
They also demonstrate the need for a fresh look at the
policies on which we are relying to achieve these targets.a
Both the national and regional targets have been elaborated
on the assumption of very low rates of migration internal and
external, among the working age population. The evidence
now available suggests that emigration rose substantially
during 1977 (the net passenger movement for 1977 was an
outflow of almost 14,000 — the largest recorded since 1967).
Emigration at this rate would greatly reduce the population
of working age in the country in 1981 from the levels incorporated in the exercise reported on in this paper, and the
impact is likely to be uneven regionally. Movement within
the country, and in particular to the East region, is likely to
have continued since 1977 and thus rendered the regional
balance target more remote.
Detailed discussion of the numerical results of projections
based on data that are subject to revision and incorporating
assumptions that are a mixture of extrapolated past trends
and aspirations for the national economy is at best an
exercise of limited value. The data presented in this study are
adequate to reinforce the point — already obvious from a
study of regional'population trends over the last two decades
— that reversing the growth of the share of the East Region in
national population is not going to be achieved by a regional
policy of the type and scale we have practised since the first
declaration of a Government policy of containing the growth
of the Dublin region back in 1972. A recognition of this
raises the implications of the regional balance goal for a
country faced with the enormous challenge of full employment as set out in the White Paper. We need to explore
whether there are costs of achieving regional balance in
terms of additional infrastructural investment or lost employment creation: it is depressing to see that no research
on this topic has advanced our knowledge beyond the wholly
a priori assertions in the Buchanan Report. We also need to
8. The White Paper (4.62) asserts that "The Government are strongly committed
to the principle of using service type employment as an instrument for regional
development". The policies associated with this commitment are not yet
elaborated to any great extent.

34

discuss more explicitly how much importance should be
attached to the regional balance goal and whether it would be
desirable to incorporate alternative patterns of regional
development in our planning to the extent that this is feasible
in the light of our very dispersed population.
Although it seems obvious that the growth of the East
region in recent years has generated glaring diseconomies of
scale, congestion and pollution, we cannot say with any
certainty that diverting part of this growth to other urban
centres, already growing as fast if not faster than Dublin,
would not lead to an increase rather than a diminution of the
problem. We lack studies of the balance between the cost of
providing infrastructure for a dispersed versus concentrated
pattern of development. We even lack hard information on
the strength of the attachment of people entering the labour
force to obtaining employment locally as opposed to in a
provincial town or Dublin, although one study of a particular
labour market revealed a considerable amount of "involuntary" migration to Dublin occasioned by the concentration
of public sector employment in the capital city (O'Broin
and Farren, 1978).
These questions regarding the costs and benefits of alternative geographical development patterns need to be discussed
in order to set meaningful regional targets. This done, the
appropriate instruments for achieving the targets need to be
identified. At this stage the relatively limited powers in the
hands of the State become apparent. Industrial incentives
already vary regionally to reflect regional goals, and this has
played a major role in reversing the absolute decline of
population in the peripheral regions. But it is clear from our
calculations that even the attainment of the ambitious targets
for regional industrial employment creation set by the IDA
will not be sufficient to achieve full employment in the
regions in the years ahead.
We saw in a previous section of this paper that in regions
such as the Mid West and the South East the required
increase in "other employment" is more than double that in
manufacturing employment. It cannot be assumed that
increase in secondary employment on this scale will
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materialise as a result of the operation of some automatic
"multipliers". In fact, much of the employment in this
"other" sector is publicly financed and presumably its
location is subject to public control and not dictated by commercial considerations. While there is now a commitment to
locate any net growth in public employment outside Dublin,
it is unlikely that the budgetary constraints now facing the
country will permit further growth of public sector employment on the scale that is required to meet the regional targets
presented in this paper.
(b) Regional Structures

Most of the discussion in the present paper, and indeed
most discussion of Irish regional policy, takes place on the
assumption of a continuation of existing development
structures. The salient feature of these is a highly concentrated
political structure, with very few fiscal powers left to local
authorities. Local communities are thus highly dependent on
grants from central government in order to generate or
promote economic activity locally. A review of regional
policy should include consideration of whether these
structures are adequate to meet the challenge of attaining the
full employment targets at regional level. A number of
alternative structures could be conceived — involving, for
example, much greater local autonomy in expenditure
derived from some automatic formula for apportioning part
of the Exchequer's revenue back to the local communities in
reflection to their population and needs. This would be a
radical departure from traditional Irish thinking and runs
counter to the strong current of centralisation inherent even
in our approach to regional policy. But it should be recognised that Ireland is unusual in not having (other than in the
form of the Agricultural Grant') a mechanism for transferring
resources from the centre for use under a broad range of
headings as is judged appropriate by local authorities. It
could be argued that development of mechanisms of this
type would have a major impact on the regions and on local
9. More accurately, the Agricultural Grant as operated before the abolition of
domestic rates in 1977.
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communities in a way that would be very hard to achieve by
the list of policies, and the scale on which they arc funded,
conventionally viewed as constituting Regional Policy.
Even a radical reappraisal of regional policies is likely to
result in retention of many of the basic ingredients in the
earlier policy statements. The new recipe, however, will
need a different balance of ingredients and some additional
materials to cater for the changed context of the 'eighties. In
the past industrial development and public employment
relocations were based on central decisions which discriminated between areas and which encouraged lobbying of the
agencies concerned. The White Paper has emphasised the role
of services and residual employment schemes in the targetsetting for full employment. Growing scarcities of State
funds, the implications of EEC membership, and fostering of
more private participation in employment creation all call for
a new emphasis in regional programmes.
In such a reappraisal the role of the Local Authorities is
crucial. Earlier statements have called on these bodies to
become development corporations but subsequent decisions
(such as the transfer of responsibilities for the national road
network, for housing and for health as well as the abolition
of domestic rates) have tended to erode the powers of the
Local Authorities. The rationale for the transfer of functions
to higher authorities is frequently the alleged inability of the
small local authorities to attract and retain the necessary staff.
Ilowever, the depletion of powers in itself reduces the need
for staff to ultimately a level below the 'critical mass' at
which a concentration of managerial talent permits an active
cross-fertilisation of ideas and promotes a capacity for a
positive developmental role. This process has a downward
spiralling effect which helps make the case for ever greater
geographic areas under a single authority. The antidote to
this trend is to find new ways of providing funds to these
local bodies. Whatever mechanism is found the funds will
need to he adequate to provide a nucleus of innovating staff
capable of encouraging local development.
One source of funds would be to empower these bodies to
act as agents for central government departments. The White
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Paper (para 2.21) speaks of a reshaping of government
structures designed to separate policy making and executive
functions. Presumably such a re-organisation would facilitate
the relocation of some central departmental staffs. Such relocation can pose the problem (and cost) of another relocation
later on for promoted staff — since only junior staff tend to
be transferred. Those who wish to remain in an area could
find their promotional path if there was a greater facility for
mobility between local and central government employment.
At present such mobility is extremely rare and not positively
encouraged, a factor which would appear a priori to be to the
detriment of both organisations. The rationale for this situation is unclear. If, however, the reasons against such an interchange are valid a second best solution would be to enable
these local bodies to act as agents for central government
where relevant executive functions are concerned. In this way
the relocation strategy will be spread more fairly and provide
the local bodies with a larger nucleus of staff with whom to
undertake their developmental role.
At local level the developmental role carries a number of
tasks which could provide a rationale for separate arrangements to discharge them adequately. The three major tasks
are:
1. The administrative role catering for the local elected bodies
and performing executive functions as agents of central
government.
2. The economic role of providing local services and infrastructures, both to producers and consumers.
3. The mobilisation role in promoting local enterprises. Such
enterprises could be developed in conjunction with private
firms, local co-operatives or voluntary community groups
as appropriate. This calls for an intensification and widening of the county development team idea; A role being
followed currently by the Shannon Free Airport Development Company.
In the discharge of these functions the local authorities
would need to be freed from the Victorian restrictions ably
documented in the Chubb Report (1971). Without clearly
earmarked funds, adequate powers and rewards for success
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it would be pointless to expect local bodies to become the
focal point of the local initiatives called for in the White
Paper.
Such a development will free the central authorities to set
the macro framework for local success. In this task physical
planning will continue to play a major part. Past experience
has demonstrated that many local bodies have the capability
of planning their local areas and that the co-ordinating
activities of the Regional Development Organisations have
lived up to expectations. National plans have been prepared
for some facilities, notably the road priorities of An Foras
Forbartha but it is not clear that these efforts have led to
constructive decision-making at central level. As the EEC
becomes increasingly critical of State subsidies to industry
the benefits of good communications as an alternative means
of overcoming the tyranny of distance must receive the
attention it deserves. Investment in these type of improvements are likely to be the only aid to industry to be favoured
by the EEC in the long run.

(c) National Co-ordination
Much of this planning will need co-ordination at the
national level. Here there has been some progress during the
last ten years in developing approaches to the complex area
of modelling regional growth and development. An example
of what can be done — and also of the limitations of this
approach is provided in Olsen et al (1977). This approach
relies heavily on the quantification of each region's locational
attractiveness for different types of economic activity to
generate a prediction of labour demand. When matched with
a cohort-component projection of the region's labour supply
the implications of the outcome for unemployment and
migration can be explored. Although some analysis along
these lines has already been completed, especially on the
labour supply side, in Ireland (Walsh 1978b), our knowledge
of the factors influencing the demand for labour by region
remains rudimentary, and it is in this area that further research
needs to be concentrated.
The need for comprehensiveness in regional policy is not
39

sufficiently appreciated. For many regions of Ireland tourism
offers the most promising opportunity of employment
creation. But a wholehearted promotion of tourism would
involve a critical examination of the costs of getting to
Ireland, where at present other criteria, such as the profitability of national carriers, prevail over the objectives of
regional policy. Other examples where national policy has
little regard for its regional implications can easily be listed.
In conclusion, it must be emphasised that the goal of
regional policy is to improve the conditions and living
standards of the people living in the regions. It is easy to lose
sight of this and to fall into the trap of treating the regions,
or some set of aggregate statistics describing them, as goals in
themselves. We cannot afford to lose sight of the welfare of
the people living in remote areas — farmers, other rural
dwellers, and those in the small towns. The problems they
experience in Ireland arise partly because of the dispersed
population structure found in most Irish regions, and experience has been gained in other countries, — Australia, Norway,
Canada, for example — in overcoming these problems. Many
of the State monopolies — road transport, telephone, electricity supply — are not flexible enough to deliver the services
at minimum cost in the regions. In such instances there is a
case for withdrawing the monoply and experimenting with
other structures, such as community (citizen band) -radio
services in place of telephones, flexible local taxi services in
place of buses, locally organised labour for electrification of
remote regions. Presumably revitalised local authorities could
play a role in these experiments.
Whatever the merits of the individual ideas mentioned here,
it is clear that a meaningful regional policy requires more
ideas and more resources than have been available in the past.
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APPENDIX I

CHANGES IN SECTORAL EMPLOYMENT SINCE 1966
Table A sets out the changes in the level of employment in
two time periods. The figures for first period set out the
changes between 1966 and 1971 based on the levels of
employment reported in the Census of Population for these
years. The figures for the second period compare employment
levels reported in the Census of Population for 1971 with
those given in the Labour Force Survey for 1977. The latter
figures are not exactly comparable with those in the Census
due to definitional differences relating to residence.* They
are also subject to wide margins of error being based on a
relatively small sample. They are given here as representing
probable orders of magnitude and should be interpreted in
the light of this caution.
Table B examines the changes detailed in Table A to
attempt to draw some inferences from them. The approach
adopted is a modified version of the shift-share analysis
technique. Normally this latter technique attempts to relate
actual change to expected change by decomposing the change
into three elements.
First, there is the change in total employment that would
be expected if all regions had equal rates of change i.e., their
share of change. All actual changes that deviate from this
share are known as shifts in regional change. These deviations
can be subdivided into two elements.
One element looks at the expected change if each industry
had a uniform rate of change over all regions. Since some
industries nationally will be fast growers, others slow growers
and others in decline the composition of industry in each
region could account for the deviations from the share reported by individual regions.
*The Census gives the place of residence on the Census night — the de facto
residence. The Survey gives the usual place of residence.
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If the composition of a region's industries do not account
for its deviations from the level expected by its sharing in the
national rate of change, the further deviations must be attributed to the region having industries which themselves
deviate from the national growth rate for that industry. These
deviations are measured by the differentialshift. This measure
is presented in Table B.
An example will clarify the approach adopted. It relates to
the change in employment in agriculture, forestry and fishing
between 1966 and 1971.

Employment in agriculture 1966
Employment in agriculture 1971
% change 1966/71
Expected level based on national
change
Deviation of expected from actual
i.e. differential shift

State

East

West

333,527
273,079
—18.1

28,677
24,172
—15.7

58,424
46,799
—19.9

273,079

23,480

47,835

0

+692

—1,036

The example shows that due to a slower rate of decline of
agricultural employment in the East region relative to national
experience there were 692 more people employed in agriculture in the East region in 1971 than would be expected a
priori. On the other hand, there were 1,036 fewer agricultural
workers in the West region. This change is taken to measure
the relative attractiveness of the regions for agricultural
employment but this interpretation must be treated with
caution since the results can be influenced by the degree of
disaggregation both sectorally and regionally.
The figures in the example appear in the first row of Table
B. In that table the figures for employment changes between
1971 and 1977 are to be treated with caution as there were
in many cases only small numbers in particular cells. The
1977 figures were available only on the basis of rounding to
the nearest hundred. Where total employment was small in
that industry in the region the change may be given as one
hundred or zero due to a small difference in rounding.
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Table A may be examined to discover where the job gains
or job losses have occurred in each section and each region.
Accordingly, reading across gives the regional changes within
a sector; reading down gives the sectoral changes within a
region.
Table A documents for example the job losses in manufacturing in the East and North East regions (- 7.9 and -1.1)
respectively between 1971 and 1977 against a background
of job gains in manufacturing in other regions. Reading down
shows that in the same period gains in professional employment (+15.6) in the East Region were almost double the
manufacturing losses but no compensating movement occurred
in the North East region. Public Administration, Insurance,
Transport in the East Region all contributed an increase in
jobs so that overall the Region had a net gain of 17.5
thousands compared with net losses of 29 thousand jobs elsewhere in the economy. Similar insights can be obtained from
an examination of other rows and columns.
Table B is the answer to the question: Given a region's share
of each industry at the outset were the observed changes in
each industry reported in Table A in line with the industry's
performance in general? How do we interpret for example
the loss of 7.9 thousand manufacturing jobs in the East
region? Table B suggests that if the region had the same
growth in manufacturing as the national as a whole it should
have reported a rise in employment. The actual decline in the
region's relative position was therefore greater than the
reported 7.9 thousand since it should have gained a net 3.1
thousands. Manufacturing in the region therefore had a downward differential shift of 11,000.
Two regions reported substantial upward shifts: the West
and Mid West regions. The former gained more than its share
of manufacturing, building and public administration. The
latter gained from manufacturing,10 commerce, transport and
professional occupation.
Regions that fared badly are the North East Midlands and
10.

However, some of these gains may not, in fact, have occurred and the apparent
gains reflect rather sampling errors in the Survey since in the case of manufacturing
there is no corroborating evidence from IDA statistics.
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North West. The North East lost out on manufacturing and
professional employment in particular. Public Administration
and Professional employment fared poorly in the Midlands.
Table C: Summary of changes in employment 1966-77 (thousands)

Region

Actual
Change

Expected
change
i.e.
share

(1)

(2)

Total
(1)-(2)

Shift
Due to
structure
(composition)
(3) - (5)

Due to
differential
growth

(3)
1966-1971
+20.6
-3.9
-1.7
-0.6
-1.0
-1.2
+0.1
-0.7
-1.8
-1.0
-4.3
-0.9
-7.6
-1.0

(4)

(5)

+22.5
-1.5
-2.7
-1.5
-2.2
-3.5
-6.9

-1.9
+0.9
+1.7
+1.6
+0.4
-0.8
-0.7

East
South West
South East
North East
Mid West
Midlands
West
North West
and
Donegal

+16.7
-2.3
-2.2
-0.6
-2.8
-5.2
-8.6

-6.1

-0.7

-5.4

-4.2

-1.2

Total

-11.1

-11.1

0

0

0

East
South West
South East
North East
Mid West
Midlands
West
North West
and
Donegal*

+17.5
-1.9
-3.1
-5.4
+0.3
-8.2
-2.5

+20.9
-1.6
-2.7
-1.5
-2.1
-4.0
-5.7

+0.8
+1.5
+0.8
-3.2
+3.4
-3.3
+4.2

-8.2

-0.7

-7.5

-3.3

-4.2

Total

-11.5

-11.5

0

0

0

1971-1977
-4.2
+21.7
-1.8
-0.1
-1.2
-1.9
-0.7
-4.7
+1.3
-1-0
-0.9
-7.3
-1.0
-1.5

Source: Column 1 from Table A last row

Column 5 from Table B last row
Column 2 divides the total change over the regions
proportionate to their share of total employment at the
start.
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In this case the figures do not show the substantial gains in
manufacturing in this region since 1973 — partly perhaps as
a consequence of job losses in the region between 1971 and
1973 and partly also to sampling margins of error. Agriculture
was the main source of poor performance in the North West
Region and in Donegal. In this area of poor physical resources
labour shedding in agriculture was more rapid than nationally.
The data on Tables A and B are summarised in shift-share
form in Table C. Column 3 gives the total shift and pinpoints
the improved performance of the West and Mid West and the
declines in the relative position of the North East, Midlands
and North West. Column 4 shows how much of the shift can
be attributed to the initial structure or sectoral composition
of employment and the huge advantage held by the East
Region in this regard. The structural composition is very stable
in both periods.

49

APPENDIX II

CHANGES IN THE POPULATION OF TOWNS
BETWEEN 1961 and 1971
This Appendix presents two novel analyses of changes in
the population of towns by size of town. First, towns are
defined by the 1971 populations when comparing the
changes in towns by size category over the decade. The towns
in each size category in the 1966 Census of Population differ
from those in the same size category in the 1971 Census. The
1966 Census material has been recalculated to cover the same
set of towns as were in each size category in 1971. In this
recalculation it became apparent that for many towns the
population given for 1966 in the 1966 Census did not agree
with that given for the same year in the 1971 Census. This
was due to a difference in the method of calculating the
boundaries of towns between the two Censes. In some cases
populations were increased in the latter Census; in other cases
reduced. The extent of this change is given under the heading
of "redefinition" in Table D and can be seen to be sizeable in
some cases. This phenomenon is explored in detail in an
unpublished memorandum by Ross.
Table D also separates out those towns which are properly
suburbs of larger towns from the general set of towns in a
size category. The inclusion of these suburbs as independent
towns would present a distorted picture of population change
in towns in each size category. To avoid this for each of the
eight towns* over 15,000 in population in 1971 a generous
hinterland was defined and an overall growth rate calculated.
It will be noted that in the case of Cork and Limerick the
urban areas we have defined straddle the boundary of the
Designated Areas.

*(including Sligo plus suburbs).
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